Based on data collection about national borders in South America, it was possible to observe that cities started to play an important role in public policies for regional integration. In order to understand these agents and how multilevels of governance in borderlines agendas are working on, the following analysis were conducted by: i) the mapping scenario of borderlines cities in South America; ii) and the Mercocities Network as an example of multilevel governance in the current process of regional integration of borderlines agendas. The results show that, despite the existing shared knowledge about public policies among SouthAmerican cities, the Mercocities Network also changes the political dynamic in the region by transferring part of border integration responsibilities from MERCOSUR national States to cities.
INTRODUCTION
South America is undergoing several regional integration processes. However, many of the demands of these processes are not met by national governments, either due to institutional distance or to lack of interest. The aim of this article is to identify the current situation of the integration in South America based on the collection of data about network actions from conurbation border cities. This theme was chosen due to the capacity showed by the cities of acting in relation to subjects ignored by national governments, as well as of exchanging experiences and creating new dynamics to regional integration processes on the continent: as multilevel governance.
Cities in national border areas have their own socio-political dynamic, since they are located at the interface between local, national and international jurisdictions. This is a context in which tensions imposed by territorial limits, relations of interdependence and cooperation coexist.
The study of conurbation border cities is relevant in the field of International Relations, since it evidences the intersection of governmental/transnational actions and the creation of their own mechanisms of action and international insertion.
In relation to how subnational governments deal with neighboring governments, as well as with the different international dynamics that affect their development projects, ILADIR presents an organization chart (see Figure 1 ): In the past few decades, several processes of regional integration have been initiated in South America, such as ALALC (1960) , ALADI (1980 ), Andean Pact (1969 , MERCOSUR (1991) and UNASUL (2008) . With respect to subnational governments, these regional integration organizations have contributed to increasing the number of channels of communication and to the guiding of joint projects. 
Departments of the MERCOSUR, FCCR). With respect to border regions, the FCCR has a Border
Integration Workgroup, where local and national authorities plan joint actions to consolidate the process of regional integration. As a result, several regions of cross-border cooperation (the socalled Merco-regions) were created.
MERCOSUR also has institutionally recognized the Mercocities Network, which was created in 1995 by 11 cities: Rosario (Argentina), Asunción (Paraguay), Florianópolis (Brazil), Porto Alegre (Brazil), La Plata (Argentina), Curitiba (Brazil), Rio de Janeiro (Brazil), Brasília (Brazil), Córdoba (Argentina), Salvador (Brazil) and Montevideo (Uruguay). According to the UCLG (UCLG 2016), Argentina, Brazil, Canada and the USA are the countries offering the greatest degree of flexibility and the highest level of incentives when it comes to the independent action of subnational governments in the Americas. In South America, this can be explained by the Argentinean constitutional reforms and by the Brazilian institutional reforms implemented by these countries during the 1990s. Whereas Bolivia, Colombia, Peru and Uruguay all went through intermediate decentralization processes, in Chile, Ecuador, Paraguay and Venezuela traditionally their subnational governments have not participated much in international relations. However, over the past decade, Chile has been encouraging their subnational governments to be more proactive as a part of the national government policy (ILADIR 2011, 20) . Specifically, regarding border cities and regional integration, Castello says:
It is certainly at the regional level, in areas that have long since been guaranteeing national boundaries and practicing actual integration, that the effects and pressures arising from the integration process will also be felt on local societies and on the spaces they engender. The duality of frontier spaces is a very evident feature, made clear, on the one hand, by the need to establish separations and limits in the name of cultural differences and of the preservation of national sovereignty and, on the other hand, by social practices and exchanges which, in face of physical proximity and common interests, are established. The border is, at one and the same time, an area of separation and approximation, a barrier line and a polarizing space. It is, above all, a space of tensions, of coexistence of differences, and of the establishment of new sociocultural realities. From the political point of view, the frontier is a strip, a Great Wall of China, an imposed cut, to be crossed and overthrown as a result of the contemporary perspective, which stimulates the formation of supranational economic blocks. (Castello 1995, 15, our translation) In order to solve the paradox of borders being at the same time a challenge and a means for regional integration, networking and multilevel governance arrangements both present promising solutions. New dynamics have changed the perception of the border: the emphasis on its security aspects, present during the period of the military dictatorships of the 1950s and 1980s, have been replaced by new priorities in which ideas of integration and cooperation have come to the fore, in addition to the prioritization of the construction of new models for public policies (Carneiro Filho 2016) .
For example, the Programa de Desenvolvimento da Faixa de Fronteira (Border Zone Development Program, PDFF) of the Ministry of National Integration of Brazil was based on the National Policy for Regional Development and reflects an increase in international cooperative relations. This program even affected border city communities beyond the Brazilian border lines, as acknowledged by the Brazilian government in its proposal for the regulation of the relations with neighboring countries based on local rules (Brasil 2009, 6-20) .
A national/central solution to improve local autonomy was the creation and consolidation of binational border committees (Brasil 2009, 20) , through which the particularities of different regions could be worked out. One of the results of these committees is the development of the Programa Escolas Interculturais de Fronteira (Intercultural Border Schools Program, PEIF), which was focused on the La Plata region between Brazil and Uruguay. The courses offered by this program take place in the border cities of Santana do Livramento (RS, Brazil), Rivera (Uruguay), Jaguarão (RS, Brazil) The Ministry of Integration [of Brazil] had a program (...) Border Zone Development Program, and it worked as a gear inside the states and the municipalities. So they had units in each city, where the mayor was responsible for gathering authorities and border representatives to collect demands. In fact, it was a smooth integration between the cities and the federal government, which generated this demand as well. So, it is really a very broad project from the Ministry of Integration, the Ministry of Foreign Relations and MEC, after all. (Our translation of an interview originally in Portuguese) In addition to the integrated actions between national governments, states/provinces and municipalities/cities, the project relied on the engagement of local teachers, communities and managers. This group was responsible for implementing the project and demanding solutions, and also had to deal with the daily hardships involved in merging the teaching practices and in the recognition and institutionalization of the binational vocational education. Therefore, the multilevel participation of national governments, their subnational governments and their respective neighbors usually occurs in order to meet local demands manifested in primary services such as sanitation, education, development and social rights. In the same way, governance processes bring together various governmental and nongovernmental actors that favor organization and the achievement of common goals. Thus, cities become agents of the regional integration agenda, relevant to national gains as well as to an entire region. Sassen (1996) points out that globalization leads to an adaptation of pre-existing institutions, allowing actors such as cities to exercise new functions in structures more specialized and less hierarchical in relation to the Westphalian Order. In this new structure, national states focus on high politics in order to control and regulate the global capitalist economy from a macro perspective, while subnational governments -isolated or in a networkseek to answer local demands. In the same sense, (...) the processes of globalization and regional integration ceased to be State policies to be incorporated into the daily life of localities, directly influencing the performance of subnational governments. Consequently, there was a redefinition of its very own role and of its role in the international arena, especially in the case of integrationist processes. (Mariano and Mariano 2005, 148 , our translation).
According to Rosenau and Czempiel (2000) , as a result of the dynamics of globalization, centers of authority are delegated to supranational and subnational entities, since national governments cannot handle alone all the presented demands. This reallocation is a turning point on the "reconfiguration of authority" process in different decision-making centers, either in different territorial units or through the division of competencies in themes or in differentiated functionalities from multilevel governance processes (Hooghe and Marks, 2003) . Therefore, Sassen (1996) , Rosenau & Czempiel (2000) and Slaughter (2008) contribute to the understanding that city networks fit into a scenario of greater proximity to local challenges, complementing the process of multilevel governance. Since the South American subnational governments scenario is also marked by an increase of actions in multilevel governance, it is important to identify how the cities of the region are reacting to it. Above all, we aim to identify what border cities are building autonomously and how they contribute to multilevel governance arrangements in South America in this strategic region for local integration.
When observing the cities in border areas in South America, one can perceive a pendulous flow of people across the borders. This pendulous flow between conurbation cities is driven by trade, services, tourism, mobility and labor activities. In a single urban network, we can find cities from multiple nations, separated only by an avenue, a river or a bridge. There is a constant flow of people moving from one city to another in search of public services, shopping, work or leisure activities. In this scenario, the infrastructure of neighboring cities -health, education, tourism, transportation -must be capable of meeting its own demand and eventual surpluses. Likewise, their legislation needs to anticipate daily migration issues, especially the ones related to the labor mobility issues of those who live in one country and work in another. As a matter of fact, the border region situation requires a differentiated apparatus that is not always foreseen or provided for by central/national governments -subnational governments are offering solutions to these important issues, as we elaborate in the border cities initiatives (Chart 2).
Taking into consideration that there is no regularity in the definition of "border line"
adopted by the South American governments in terms of its legal definition and extension, we have chosen the classification of cities in border areas, border zones and border regions along frontiers (ILADIR 2011). We have focused our study on conurbation cities in border areas because cities in areas of international borders are more likely to experience social processes of a transnational and plurinational nature. The reality of conurbation border cities demands more attention from the internationalists, since they are located in contact points between different cultures and identities, between various kinds of jurisdictions, and between local, national and international legislations. While the dynamics of border cities interact with the political and administrative limits of different countries, the reality of border cities is closely linked to the specific circumstance of being located on the border (Souza and Brites, 2017) .
We have identified all the conurbation cities along the South American national borders (Chart 1; Figure 3 ). For this, an analysis of satellite photographs was made considering a radius of 4 kilometers of distance between urban meshes. In other words, if the urban meshes were distanced four kilometers or less apart, we considered them to be a single urban area -or a conurbation area. A total of 118 cities were identified; they were located along different borders, Regarding Figure 3 , it is possible to observe that the region with the largest figures in terms of population and of border conurbation cities is the region of La Plata: it has about 28 Even though it [PDFF] is strategic for South American integration, since it is bordered by ten countries, corresponds to approximately 27% of the national territory (11 states and 588 municipalities) and concentrates about 10 million inhabitants, the border area is historically abandoned by the State and is marked by the difficulty of access to goods and public services, lack of social cohesion, non-observance of citizenship and by problems peculiar to border regions. (Brasil 2009, 6, our translation) Considering the low or insufficient participation of national governments in the development processes and in ensuring rights to local communities, we stress the relevance of studying local cities and their actions in border areas. Based on Egler's research (2012) using the concept of nodality, it is possible to observe a layout of physical connectivity and influence among cities in South America. Although the author only studies cities with more than 100,000 inhabitants ( Figure 4) , and in our research most of the border cities have a population smaller than this number, there is an important contribution in terms of the visual understanding of the axes of irradiation and subordination among cities. As we mentioned before, it is possible to identify in South America at least 14 official city networks. We have considered only the Mercocities Network for our documentary analysis.
However, one can not diminish its importance based on the fact that it was our only tangible option: it is the largest network in terms of number of members and concentrates the largest number of cities in border regions. To sum up, it is the best option for a broader analysis of South To network or integrate with cities and regions that experience similar problems to yours is a way of strengthening one's position, especially if the majority of those cities (except for Asunción, PY) are located far from political and financial urban centers, thus being subordinated to public policies emanating from these centers (nodal points). Border cities receive smaller loans from central governments and have fewer sources of revenue.
The cross-border cooperation led by South American cities compensates for the lack of action from national governments and is a key mechanism for fueling a convergent economy and social development in these regions, while creating new autonomous growth opportunities for each region. In addition, the integration of actors, agendas, policies and financial means generates a "flexible specialization" and offers incentives and stimulates the production of goods and the seeking of answers to common regional problems. It also prevents a single country from assuming costs (political or economic) it cannot afford single-handedly, avoiding conflicts, building consensus and governance strategies and, finally, allowing local institutions and actors to acquire new technical, financial and political capacities (Oddone et al. 2016, 7, 35) .
In this section, we have listed the border areas in South America, the cities that integrate these areas and the ones that are part of a network. In the next section, our focus will be on the analysis of concrete integration actions undertaken by these cities that were identified in our data collection.
MERCOCITIES NETWORK: INITIATIVES IN MULTILEVEL GOVERNANCE
The 18 conurbation border cities that are participating in the Mercocities Network have broad policy agendas. Demands for security, development, social rights and visibility are featured in the sets of data from the 16 workgroups that have taken place since 1995. The Mercocities Network, has made joint actions with national governments, universities and other social agents With the creation of the UTIF, the cities involved broadened the debate on border regions beyond security issues and specific actions from their national governments, to consider the broader challenges and opportunities of transnational processes as well (Mercocidades 2018m ).
This process gave voice to local governments and communities in border regions, in addition to the multilevel gains of cooperation with regional integration processes.
It is important to remember that the creation of the FCCR at MERCOSUR in 2004 was due to the demand of the Mercocities for more institutional space for the actions of local governments within MERCOSUR: "The creation of this Consultative Forum has been a permanent vindication Still on the importance of subnational governments, the mayor of Cerro Largo, and current president of the FCCR, stated that "it is important to talk less about sovereignty in border areas and more about harmony", criticizing national agendas, which remain distant from the local reality when dealing with integration processes. Besides the Mercocities Network and its UTIF, border cities and regions gained another institutional voice within the regional integration process in the Consultative Forum of the MERCOSUR. In other words, network actions lead to relevant institutional results by establishing privileged spaces for the promotion and dissemination of autonomous practices and public policies of the member-cities and allowing for cooperation and political gains in a scenario of regional integration. This dynamic favors actions of multilevel governance at different territorial levels: i) local, national, regional and international; ii) functional/legislative, executive and judicial;
iii) by areas of specialization, by topic, by sector policy, and so on; iv) with business, with nongovernmental organizations, with universities and epistemic communities and with the civil society. It can be inferred that articulation in city networks, such as Mercocities, contributes to an increase in social participation, since it allows different social agents to participate in regional governance, inserting themes and local demands in national agendas.
The Mercocities Network is one of the first institutionalized spaces for the representation, 
